Contract No.: 53-3198-6-017
MPR Reference No.: 8370-029

The Effect of Welfare
Reform on Able-Bodied
Food Stamp Recipients

July 23, 1998

Michael Stavrianos

Lucia Nixon
Submitted to: Submitted by:
U.S. Department of Agriculture Mathematica Policy Research, Inc.
Food and Nutrition Service 600 Maryland Avenue, SW
3101 Park Center Drive Suite 550
2nd Floor Washington, DC 20024-2512
Alexandria, VA 22302 (202) 484-9220
Project Officer: Project Director:
Jenny Genser Carole Trippe

Thiswork was prepared as one task of a competitively awarded contract; the total amount of the
contract is $3,102,189.



Chapter

CONTENTS

Page
FOREWORD . ...ttt iX
EXECUTIVE SUMMARY .. e e Xi
PRWORA’'SWORK REQUIREMENT AND TIMELIMIT .................. 1
A. BACKGROUND ... e e e e 1
B. PROVISIONS OF PRWORA’'SWORK REQUIREMENT ................ 2
PROFILE OF FSP PARTICIPANTS AT RISK OF LOSING ELIGIBILITY
UNDER PRWORA’s WORK REQUIREMENT AND TIMELIMIT ............ 5
A. THEAT-RISK POPULATION . ...t 6
B. CHARACTERISTICS OF ABAWDsRELATIVE TO FSP
PARTICIPANT S . .o e e e 7
1. Demographic CharaCteristiCs . ...t 9
2. Income Sourcesand AMOUNES .. ... o u ittt e 12
3. Economic and Employment Characteristics. . ... .............o... 15
4. Work Registration Status/Participation in Employment and
Traning Programs .. ...t 17
5. Digtributionby State. ... ... .. 19
6. Number of Consecutive Months Recelving FSP Benefits ............. 19
ESTIMATING THE NUMBER OF PEOPLE WHO LOSE ELIGIBILITY
DUE TO THE WORK REQUIREMENT, AND PATTERNS OF WORK
AND FSP PARTICIPATION AMONGABAWDS. . .. ..o 25
A. ESTIMATING THE PERCENTAGE OF ABAWDS WHO LOSE
ELIGIBILITY UNDER PRWORA’'SWORK REQUIREMENT ........... 25
1. Identifying ABAWDsUsngSIPPData ............ ..., 26
2. Counting the Number of Months Accumulated Toward the
TIMeLImIt .. 26
3.  Estimating the Number of FSP Participants Who Lose
Eligibility Under PRWORA’sWork Requirement . .................. 31



CONTENTS (continued)

Chapter

Page
4.  Senditivity of the Impact of the Work Requirement to

Changesinthe Length of the TimeLimit ......................... 33

B. PATTERNS OF ABAWD STATUS, EMPLOYMENT, AND FSP
PARTICIPATION . .. e 36
1. Initid Spell Cohort ... ... 38
2. NewSpell Cohort . ...... ... 41
3. IndigibleCohort . ...... ... . . .. 46
EMPLOYMENT PROSPECTS OF ABAWD FSP PARTICIPANTS . .......... 51
A. PEOPLE WHO WILL BE SEEKING EMPLOYMENT .................. 51
B. THE PROBABILITY OF EMPLOYMENT: EVIDENCE FROM SIPP . . . ... 52

C. EMPLOYMENT PROSPECTS: EVIDENCE FROM THE LITERATURE ... 56

1. Ovedl JobAvalability .......... .. 56
2. Typesof JobsThat AreAvailable ............. ... ... ... ... ...... 59
3. TheSpatid MismatchTheory .......... ... ... . . .. 60
4, SKill ReqUIrEMENtS . . ... .ot 61
5. Recruitment and Hiring Conditions . ............ ... ... oo .. 64
6. Thelmportanceof Local Conditions. ............................ 65
D. CONCLUSIONS . .. e 68
REFERENCES . . ... e 71
APPEN DX A A-1



Table

1.1

1.2

1.3

1.4

1.5

1.6

1.7

1.8

1.9

11.10

[1.1A

[1.1A

1.2

TABLES

FSP PARTICIPANTS WITH CHARACTERISTICS RELATED
TOABAWD STATUS . e 8

DEMOGRAPHIC CHARACTERISTICS OF SELECTED FSP PARTICIPANTS
(universe excludes PRWORA-indligiblediens) ............ ... ... ... ...... 10

DISTRIBUTION OF FSP ADULTS AND ABAWDs UNIT SIZE
AND GENDER . . .. 11

DISTRIBUTION OF FSP ADULTS AND ABAWDsBY EDUCATIONAL
ATTAINMENT .. e 13

INCOME CHARACTERISTICS OF SELECTED FSP PARTICIPANTS
(universe excludes PRWORA-indligiblediens) ............. ... ... ... ...... 14

ECONOMIC AND EMPLOYMENT CHARACTERISTICS OF SELECTED
FSP PARTICIPANTS (universe excludes PRWORA-indigiblediens) .......... 16

WORK REGISTRATION STATUS OF SELECTED FSP PARTICIPANTS
(universe excludes PRWORA-indligiblediens) ............ ... ... ... ...... 18

DISTRIBUTION BY STATE OF SELECTED FSP PARTICIPANTS
(universe excludes PRWORA-indigiblediens) ............. ... ... ... ...... 20

DISTRIBUTION BY REGION OF SELECTED FSP PARTICIPANTS
(universe excludes PRWORA-indligiblediens) ............ ... ... ... ...... 21

DISTRIBUTION OF FSP ADULTS AND ABAWDsBY NUMBER OF
CONSECUTIVE MONTHS PARTICIPATING IN THE FOOD
STAMP PROGRAM .. 23

MONTHLY DISTRIBUTION OF FSP PARTICIPANTS BY
NUMBER OF MONTHS EXHIBITING SELECTED CHARACTERISTICS . ... 28

MONTHLY DISTRIBUTION OF FSP PARTICIPANTS BY
NUMBER OF MONTHS EXHIBITING SELECTED CHARACTERISTICS . ... 29

DISTRIBUTION OF ABAWD FSP PARTICIPANTS IN JANUARY
1992, BY NUMBER OF MONTHS ACCUMULATED TOWARD A
SIMULATED TIME LIMIT e 34



TABLE (continued)

1.3

1.4

[11.5A

[11.5B

111.5C

Al

A2

Page
TRANSITIONSIN AND OUT OF ABAWD STATUSIN AN
AVERAGE MONTH BETWEEN FEBRUARY 1990 AND
FEBRUARY 1002 . . . . . e 37
DISTRIBUTION OF PEOPLE IN THE INITIAL SPELL COHORT,
NEW SPELL COHORT, AND INELIGIBLE COHORT, BY
NUMBER OF MONTHS EXHIBITING SELECTED
CHARACTERISTICS DURING THE ANALYSISPERIOD ................ 40
PATTERNS OF WORK AND FSP PARTICIPATION OF THE
INITIAL SPELL COHORT . ... e 42
PATTERNS OF WORK AND FSP PARTICIPATION OF THE
NEW SPELL COHORT . ... e 44
PATTERNS OF WORK AND FSP PARTICIPATION OF THE
INELIGIBLE COHORT . ... e 48
USING THE QC DATABASE TO IDENTIFY PEOPLE THAT ARE
EXEMPT FROM OR MEETING PRWORA’SWORK REQUIREMENT . .. ... A-5

FSP PARTICIPANTS WITH CHARACTERISTICS RELATED
TOABAWD STATUS ... e A-10

vi



Figure

[1.1A

[11.1B

11.1C

V.1

V.1

FIGURES

FOOD STAMP PARTICIPANTS AFFECTED BY PRWORA's

WORK REQUIREMENT AND TIMELIMIT ..............

PATTERNS OF ABAWD STATUS, EMPLOYMENT,

AND FSP PARTICIPATION (INITIAL SPELL COHORT) ...

PATTERNS OF ABAWD STATUS, EMPLOY MENT,

AND FSP PARTICIPATION (NEW SPELL COHORT) . .....

PATTERNS OF ABAWD STATUS, EMPLOY MENT,
AND FSP PARTICIPATION (INELIGIBLE SPELL COHORT)

EMPLOYMENT PROBABILITIES FOR ABAWDs
NOT WORKING INJANUARY 1990 . ...................

EMPLOYMENT PROBABILITIES FOR ABAWDs
NOT WORKING IN JANUARY 1990/JANUARY 1991 . .....

Vil



FOREWORD

Thisreport is the first to present information on a little-known segment of the Food Stamp
population that has been profoundly affected by welfare reform—unemployed, childless, 18-50 year
old able-bodied adults. As government agencies find themselves having to learn quickly about those
affected by the new rules of public assstance, the need to gather timely and accurate information has
never been greater.

Wi fare reform requires States and the Federal Government to make tough decisions on how
to overhaul a system seen by many as one that has failed to help poor Americans escape poverty and
achieve sdf-aufficiency. During the welfare reform debates, a guiding principle emerged: that public
ass stance should encourage sdf-sufficiency, reinforce the work ethic, and not become away of life.
Work requirements and time limits for benefit receipt were imposed on adults in families with children
participating in the new cash assstance Temporary Assistance for Needy Families (TANF) Program.

Under the Persona Responsibility and Work Opportunity Reconciliation Act of 1996,
childiess adults are now subject to strict work requirements and time limits on thelir participation in
the Food Stamp Program. They may receive benefits for only three months in any 36-month period
unlessthey work, are exempted under other provisions of law, or live in an area waived from work
requirements due to insufficient jobs.

Thisgroup received little attention prior to welfare reform. The passage of welfare reform,
together with the Balanced Budget Act of 1997 and the Agricultural Research, Extension, and
Education Reform Act of 1998, put a premium on information about them. Such information is
criticd to informing policy decisions, issuing guidance to States, implementing new policies, aswell
as estimating effects of the new legal provisions.

Thisreport draws on existing data from two sources: the fiscal year 1996 Food Stamp Quality
Control (QC) File and longitudinal data from the Survey of Income and Program Participation
(SIPP). QC datawere used primarily to generate a profile of the demographic characteristics of these
food stamp recipients, while SIPP data were used primarily to project the likely trends for program
participation among this group. Data from both sources predate welfare reform. However, it is
unlikely that the demographics have changed much, and the SIPP file still represents the best available
information on the dynamics of Food Stamp Program participation. Thus, the report offers a sound
picture of what able-bodied adult recipients without children look like and what will happen to
them—they are an extremely poor population with limited employment prospects and few sources
of support outside the Food Stamp Program.

Office of Analysis and Evauation
Food and Nutrition Service, USDA
July 1998



EXECUTIVE SUMMARY

With the passage of the Personal Responsibility and Work Opportunity Reconciliation Act of
1996 (PRWORA), able-bodied adults without dependents are limited to 3 months of food stamps
(consecutive or otherwise) in any 36-month period unless they work or participate in an approved
work or training program. PRWORA'’ s work requirement represents a significant change to Food
Stamp Program (FSP) rules, and little is known about the population that is subject to the new
provision, the number of people who may lose digibility, or the employment prospects of these
people. This report draws on cross-sectional data from the fiscal year 1996 Quality Control (QC)
database and longitudinal data from the Survey of Income and Program Participation (SIPP) to
address these questions.

CHARACTERISTICS OF FSP PARTICIPANTS WHO ARE AT RISK OF LOSING
ELIGIBILITY UNDER PRWORA’s WORK REQUIREMENT AND TIME LIMIT

Of the 24.7 million FSP participants in an average month of fiscal year 1996, only 941 thousand
(3.8 percent) are subject to PRWORA’swork requirement. Most are exempt either because they are
under age 18 or over age 49, or because they live in afood stamp unit that contains children. Of the
941 thousand FSP participants who are subject to the work requirement, 50 thousand (4.7 percent)
meet it. The remaining 892 thousand (3.6 percent of all FSP participants) are neither exempt from
nor meeting the work requirement, and thus accumulate a month toward PRWORA'’ s 3-month time
limit. These participants, referred to as able-bodied adults without dependents, or ABAWDS, are at-
risk of losing eligibility under PRWORA’s work requirement and time limit.

ABAWDs differ demographically from other FSP participants in two key respects: ABAWDs
are more likely to be male and to live in a small food stamp unit.* Males make up 58.1 percent of
ABAWDs but only 30.1 percent of FSP adults. The difference in terms of unit size is even more
striking--71.7 percent of ABAWDs live in a one-person FSP unit, compared with only 29.4 percent
of FSP adults. The education level of ABAWDs s nearly identical to that of other FSP adults: just
under 60 percent of people in both groups have a high school degree or equivalent, including about
14 percent with some college education.

Compared with FSP adults, ABAWDs are much less likely to have an income, and if they do,
it islikely to be smaler. Only 27.7 percent of ABAWDSs have any income at all, and the average
monthly income of those who do is $218. The average FSP adult is nearly three times aslikely to
have an income (79.8 percent have a non-zero income), and the average monthly income of those
who do is $512. The bulk of the unearned income of FSP adults comes through AFDC, SSI, and
Socid Security. ABAWNDs do not qualify for these programs, as they neither have children nor are
they elderly or disabled. Not surprisngly, the most common source of unearned income for
ABAWDs s General Assistance (14.5 percent receive GA), which typically provides aid to needy

The term “food stamp unit” refers to the persons in a household who together are certified for
and receive food stamps.
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personswho are indigible for federally subsidized programs. Because of alow income, the average
ABAWD receives more in food stamp benefits ($108) than does the average FSP adult ($71).

By definition, very few ABAWDs (4.8 percent) are employed, compared with 17.1 percent of
FSP adults. The mgority of both groups (72.8 percent of ABAWDs and 70.6 percent of FSP adults)
arenot in the labor force. Compared with FSP adults, however, ABAWDs are much more likely to
be unemployed (i.e., not working but looking for work)--21.2 percent of ABAWDs fall into this
category, compared with only 8.7 percent of FSP adults.

On average, ABAWDs have participated in the FSP for fewer consecutive months than have FSP
adults. About one-third of ABAWDs (34.3 percent) have participated for three months or less,
compared with only 17.8 percent of FSP adults. And only 29.3 percent of ABAWDSs are in the midst
of a participation spell of longer than ayear, compared with 49.0 percent of FSP adults.

PEOPLE WHO LOSE ELIGIBILITY UNDER THE WORK REQUIREMENT, AND
PATTERNS OF WORK AND FSP PARTICIPATION AMONG ABAWDs

Of the 892 thousand ABAWD FSP participants in an average month of fiscal year 1996, SIPP
dataindicate that 628 thousand (70.4 percent) have reached PRWORA' s 3-month time limit and are
no longer digible to receive FSP benefits. Thisestimate overstates the number of people who will
lose digibility, as it accounts neither for exemptions granted to people in high-unemployment areas
nor for the recently enacted 15 percent exemption. FNS projects that almost half of otherwise non-
exempt ABAWDs may qualify for one of these exemptions. In addition to the ABAWD FSP
participants, two other groups have a high risk of losing eligibility:

* Non-ABAWD FSP Participants Who Have Reached The Time Limit. Peoplein this
group, which is nearly half aslarge asthe ABAWD participant group, reached the time
limit while they were ABAWDSs but are not currently ABAWDs. They are dligible to
participate only as long as they remain non-ABAWD.

« ABAWD Nonparticipants. Peoplein this group, which is about 40 percent as large as
the ABAWD participant group, reached the time limit when they were participating in
the FSP but are not currently participating. Because they have reached the time limit,
they are ineligible to participate until the end of the 36-month window.

Changing the length of the time limit in a 25-month window has a modest effect on the
percentage of ABAWD FSP participants who lose eligibility: 74.2 percent lose dligibility when the
timelimit is 3 months, 69.1 percent when the limit is 4 months, and 63.9 percent when the limit is 6
months in 25.2 Changing the length of the time-limit and the window has a more substantial effect
on the percentage that |ose eligibility: 70.4 percent lose digibility when the limit is 3 monthsin a 12

PRWORA’stime limit actualy applies over a 36-month window, but we are limited to 25 months
by the longitudinal SIPP data
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month window, 62.2 percent when the limit is 4 months in 12, and 50.7 percent when the limit is 6
monthsin 12.

In an average month, there isaturnover of 9.1 percent in the ABAWD population, with an equal
number of people making the trangition in and out of ABAWD status. The most common reason for
achangesin ABAWD statusis a change in employment status.

People affected by the time limit fall into two groups. those who accumulate a month toward
the time limit in the month in which it isimplemented (initial spell cohort) and those who accumulate
their first month toward the time limit in a subsequent month (new spell cohort).® Peoplein theinitial
spdl cohort tend to have longer, more continuous spells of ABAWD status combined with FSP
receipt and thus are at greater risk of exhausting the time limit than are people in the new spell cohort.
In the 13-month analysis period, 85.8 percent of people in theinitia spell cohort accumulate more
than 3 months towards the time limit, compared with 74.2 percent of people in the new spell cohort.
The digparity is even greater when the time limit is extended to 6 months--66.7 percent of people in
the initial spell cohort accumulate more than 6 months compared with only 34.6 percent of people
inthe new spell cohort. People in the new spell cohort are aso more likely than those in the initia
spell cohort to find employment.

A third cohort of interest is the ineligible cohort, which consists of people who lose digibility
because of the work requirement at some point between February 1990 and February 1991. One year
after the loss of digibility, 64.6 percent of people in the ineligible cohort are still participating in the
FSP. But of this 64.6 percent, over one-third (40.7 percent) have become non-ABAWD (most
commonly through employment) and thus are eligible to participate.

EMPLOYMENT PROSPECTS OF ABAWD FSP PARTICIPANTS

Research indicates that the employment prospects of adults who are demographically similar to
ABAWDs are not promising, and so we can assume the same to be true for ABAWDs. Largely for
two reasons, job opportunities for less-educated job seekers are severely limited, especialy for
nonwhites and in urban areas, where most ABAWDs live. First, recent research suggests that many
large employers of low-skill workers have moved out of the cities to the suburbs. Therefore, many
ABAWDs will face a*‘spatial mismatch’ between the location of their residence and the location of
low-skill jobs. Second, since employment in inner cities has become increasingly concentrated in
high-skill jobs, ABAWDswill dso likely face a“skills mismatch’ between what employers require and
what ABAWDSs can offer.

Job prospects will be most limited for those who have few connections in the working world.
ABAWDSs who are members of families, neighborhoods, or communities in which few adults hold

®*Because our longitudina simulation is based on data from January 1990 through February 1992,
when atime limit was not in place, nobody in the sample actually leaves the FSP because of atime
limit. Consequently, athough it would not be permitted under PRWORA, an individual in our
simulation can accumulate more than 3 months towards the time limit.
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jobs, will be at the greatest disadvantage, because the ability to secure employment even in low-skill
jobsis now far more dependent on informal networks and referrals..

Finally, the job prospects of ABAWDs will depend significantly on economic conditions
prevailing in their local area and region. The tightness of the local labor market (in the sense that
unemployment is low) and the strength of demand, particularly in the industries with the most jobs
for low-skill workers, will be an important factor in the probability of becoming employed. In
addition, the availability and quality of local institutions supporting employment will influence
employment prospects.

Xiv



I. PRWORA’S WORK REQUIREMENT AND TIME LIMIT

A. BACKGROUND

With the passage of the Personal Responsibility and Work Opportunity Reconciliation Act of
1996 (PRWORA), certain adults are subject to a strict work requirement that puts a time limit on
their receipt of food stamps. Specifically, able-bodied adults without dependents are limited to 3
months of food stamps (consecutive or otherwise) in any 36-month period unless they work or
participate in an gpproved work or training program. PRWORA’s work requirement represents the
first time limit on participation in the Food Stamp Program (FSP), and little is known about the
population that is subject to the work requirement, the number of people who may lose dligibility, or
the employment prospects of these people.

This report draws on cross-sectional and longitudinal data to address these questions. This
introductory chapter describes the provisions of the new work requirement and explains who loses
eligibility under the new law. Chapter |l presents a profile of the population at risk of losing digibility
based on administrative data from the FSP. Chapter 111 presents an estimate, based on longitudinal
data from the Survey of Income and Program Participation (SIPP), of the number of people who may
lose eligibility due to the work requirement and discusses patterns of work and FSP participation
among the at-risk population. Chapter 1V draws on existing research and new analysis of SIPP data
to summarize what is known about the employment prospects of at-risk adults. Appendix A describes
the data and methodology used to estimate the number of FSP participants that would lose eligibility
because of the work requirement and discusses some caveats associated with the estimates presented

in this report.



B. PROVISIONS OF PRWORA’S WORK REQUIREMENT

PRWORA states that no individual shall be eligible to participate in the FSP if, during the
preceding 36-month period, the individua received food stamps for 3 months (consecutive or
otherwise) without aso having done one of the following: (1) worked at least 20 hours per week; (2)
participated in an gpproved employment and training (E& T) program for at least 20 hours per week;
or (3) participated in workfare or a comparable program.

The act exempts from this work requirement any individual who is under age 18 or over age 50,
physcaly or mentally unfit for employment, pregnant, or a parent or other member of a household
with respongibility for a dependent child. The act further exempts people who are aso exempt from
the FSP work registration provision under subsection (d)(2) of 7 U.S.C. 2015. This includes anyone

who is;

» Responsible for the care of a dependent child under age six or an incapacitated person
* A student who meets FSP dligibility requirements

e A regular participant in a drug addiction or acoholic treatment and rehabilitation
program

» Working at least 30 hours per week or earning at least 30 times the minimum wage
« Subject to and complying with awork registration requirement under another program
(either under Title IV of the Socid Security Act or under the federal-state unemployment
compensation system).
If an FSP participant meets any of these criteria in a given month, that month does not count
towards PRWORA's three-month time limit. Furthermore, previously non-exempt participants who
become exempt are digible to receive benefits regardiess of the number of months they have

accumulated towards the time limit when they were not exempt. In other words, an individual is

ineligible to participate under the work requirement if, (1) theindividual is not exempt; and (2) during



the preceding 36-month period, the individual received food tamps for at least 3 months while he or
she was not exempt.

Anindividua who loses dligibility under PRWORA can regain it by working or participating in
an E& T program for 80 or more hoursin a 30-day period or by complying with a workfare program
for 30 days. Anindividua who regains dligibility in thisway remains eligible as long as he or she
continues to meet the work requirement. If, after regaining digibility, an individua fails to meet the
work requirement, he or she remains digible for 3 consecutive months starting on the date the
individua notifies the state agency that he or she no longer meets the work requirement. An
individual may only receive these 3 additional months once in any 36-month period.

At adtate’ srequest, USDA may waive the work requirement for any group of individualsif the
Secretary determines that where they live has either an unemployment rate of over 10 percent or an
insufficient number of jobs to provide employment. In addition, each state may exempt up to 15
percent of the people who, after gpplying all other exemptions and waivers, would till lose digibility
because of the work requirement. Figure 1.1 shows which FSP participants can lose eligibility under

PRWORA.



FIGURE I.1

FOOD STAMP PARTICIPANTS AFFECTED BY PRWORA'S WORK REQUIREMENT AND TIME LIMIT

All Food Stamp
Program Participants

Subject To The
Work Requirement

Not Meeting The Work
Requirement in Current Month

Time Limit Exhausted
(15 percent of this population
can receive an exemption)

Not Subject To Work Requirement
(due to exception or waiver)

Meeting The Work Reguirement

Not Meeting The Work Requirement
But Within Three Month Time Limit

Covered By Exemption

Under age 18 or over age 50
Physically or mentally unfit
Responsible for a dependent child
Pregnant

Exempt from work registration*
Living in awaiver area

Working or participating in awork
program at least 20 hours per week,
or participating in workfare.

Current month counts towards time
limit, but individual has accumulated
fewer than three months toward the
time limit, or has qualified for an
additional three months of benefits.

The Balanced Budget Act of 1997
permits each state to exempt up to
15 percent of people that would
otherwise lose eligibility due to the
work requirement.

Exempt from FSP work registration for any of the following reasons: (1) caring for a dependent child under age 6; (2) meeting a work requirement under another program; (3) caring for an ill or incapacitated person; (4) meeting the FSP's student eligibility criteria; (5) in adrug

or alcohol rehabilitation program.

Not Covered By Exemption

Individuals that do not fall into any of
the categories to the |eft are ineligible
to receive food stamps due to the work
requirement and time limit.




Il. PROFILE OF FSP PARTICIPANTS AT RISK OF LOSING
ELIGIBILITY UNDER PRWORA’S WORK
REQUIREMENT AND TIME LIMIT

This profile of the population at risk of losing eligibility is based on the fiscal year 1996 Quality
Control (QC) database, a nationally representative sample of food stamp households selected for
review as part of the Integrated Quality Control System (IQCS).* The QC database provides detailed
demographic and economic information on FSP participants sampled in each month of fiscal year
1996.2 However, it only contains information observed in a single month (the sample month). Since
eligibility under the work requirement depends on employment status and program participation for
36 months, the single month of QC datais insufficient for determining whether a participant would
lose digibility. For example, people who failed to meet the work requirement in the QC sample
month may have been exempt from or meeting the work requirement in other months. Nevertheless,
the characteristics of FSP participants who fail to meet the work requirement in a given month can,
by extrapolation, tell us something about the population that is at risk of losing eligibility under
PRWORA. The estimates and descriptions presented in this chapter pertain to this at-risk popul ation-
-FSP participants who are neither exempt from nor meeting the work requirement in a given month,

and who thereby have accumulated one month towards PRWORA’s time limit.

The IQCS s an ongoing review of food stamp household circumstances designed to determine
(1) if households are €eligible to participate or are receiving the correct benefit amount, and (2) if
household participation is correctly denied or terminated.

*The work requirement did not take effect until November 22, 1996 (three months after
PRWORA'’s enactment) or until a state notified affected individuals, whichever was earlier.
Regardless of which date applies, no person could have been disqualified due to the time limit during
fiscd year 1996 (October 1995 through September 1996). Thus, the fiscal year 1996 QC database
contains data on all FSP participants who could be affected by the work requirement.



A. THE AT-RISK POPULATION

The FSP population at risk of losing their eigibility under PRWORA consists of adults age 18
to 49 (inclusive) who are able-bodied, childless, and not working. (See Appendix A, Table A.1 for
an explanation of how these people were identified). Able-bodied is defined as not disabled,® not
physically or mentally unfit for employment, and not exempt from the FSP's work registration

requirement for any of the following reasons:

Pregnant

* Needed in the hometo care for an ill or incapacitated person
» Relative or other caretaker of a dependent child

» Student meeting FSP dligibility requirements

» Employed at least 30 hours per week or receiving weekly earnings at least equal to the
federal minimum hourly wage times 30

» Recelving or has applied for unemployment compensation
» Subject to/complying with work requirements under other programs
» Participating in adrug or acohol rehabilitation program
. Partic_i pating in a Community Work Experience Program (CWEP) or other work
experience program
Childless is defined as no persons under age 18 in the FSP unit.* Not working is defined as employed

fewer than 20 hours per week and with tota monthly earnings that do not exceed

3A person is considered disabled if he or sheis (1) under age 65 and receiving SSI or (2) between
the ages of 18 and 61 and receiving Social Security, veterans benefits, or other government benefits
asaresult of adisability.

“The term “food stamp unit” refers to the persons in a household who together are certified for
and receive food stamps.



$368.33.> People who meet these criteria in a given month are referred to as able-bodied adults
without dependents, or ABAWDs.

Of the 24.7 million digible citizen FSP participantsin an average month of fiscal year 1996,° only
941 thousand (3.8 percent) are subject to the work requirement; most are exempt either because they
are under age 18 or over age 49, or because they live in afood stamp unit that contains children
(Table11.1). Of the 941 thousand FSP participants who are subject to the work requirement, only
50 thousand (5.3 percent) meet it.” The remaining 892 thousand (3.6 percent of all FSP participants)

are ABAWDs (people who are neither exempt from nor meeting the work requirement).

B. CHARACTERISTICS OF ABAWDs RELATIVE TO FSP PARTICIPANTS
In this section, we describe ABAWD FSP participants in terms of how they compare

demographically and economically with adult FSP participants.® We also compare the two groups

*$368.33 isthe federal minimum wage in fiscal year 1996 ($4.25) times 20 hours per week times
4.33 weeks per month.

®This population does not include the 1.2 million FSP participants who are permanent resident
dliens and thus indigible under PRWORA. PRWORA disqualifies most permanent resident aliens
from the FSP, though aliens with significant work history (40 or more quarters) and those who are
veterans are exempt, as are their gpouses and minor children. Appendix A describes the methods used
to identify which diens are indigible under PRWORA.. In February 1997, FCS published a profile
of ABAWD FSP participants based on fiscal year 1995 QC data--Characteristics of Childless
Unemployed Adult and Legal Immigrant Food Stamp Participants: Fiscal Year 1995. Thisearlier
profile included PRWORA-indigible aliensin the analysis and used a dightly different definition of
ABAWD. Appendix A ligts the specific differences between the two profiles and discusses the impact
on the resulting estimates.

"The Balanced Budget Act of 1997, which provides funds for additional workfare dots, should
increase the number of FSP participants that meet the work requirement.

8Because units with children are exempt from the work requirement, there are no children in the
ABAWD category. Therefore, we compare ABAWDSs to adult FSP participants (age 18 and over),
rather than to all FSP participants.



TABLEIl.1

FSP PARTICIPANTS WITH CHARACTERISTICS RELATED TO ABAWD STATUS

FSP Participants
Percent Percent
(000s) of Total of Subgroup
All FSP Participants* 24,720 100.0 100.0
Under Age 18 13,025 52.7 52.7
Over Age 50 2,746 111 111
Age 180 50 8,950 36.2 36.2
Age 18 to 50 8,950 36.2 100.0
Disabled / Unfit for Employment 1,612 6.5 18.0
Non-Disabled / Fit for Employment 7,337 29.7 82.0
Children in unit 6,694 271 74.8
No children in unit 2,256 9.1 25.2
Exempt From FSP Work Registration Because:
Meeting work requirement in other program 239 1.0 2.7
Receiving unemployment compensation 123 0.5 14
Caring for a dependent child 1,972 8.0 220
Caring for ill or incapacitated person 111 04 12
Student meeting FSP eigibility criteria 228 0.9 25
In drug or acohol rehabilitation program 59 0.2 0.7
Employed a minimum of 30 hours per week 1,277 52 14.3
Pregnant 88 0.4 10
Subject To PRWORA's Work Requirement** 941 38 10.5
Subject to PRWORA's Work Requirement 941 3.8 100.0
Mesting the Work Requirement
Working 20+ hours per week a4 0.2 4.7
CWEP participant 6 0.0 0.6
Not Meeting the Work Requirement (ABAWDS) 892 36 94.7

SOURCE: Fisca Year 1996 Quality Control Database

*  Excluding PRWORA-indigible diens

** Age 18 to 50, fit for employment, no children in unit, and not exempt from FSP work registration for any of the specified reasons.



in terms of employment and training program participation as well as the length of their current spell

of FSP participation.

1. Demographic Characteristics

ABAWDs differ demographically from other FSP participants in two key respects: ABAWDs
are more likely to be male and to live in asmall food stamp unit (Table 11.2). Maes make up 58.1
percent of ABAWDs but only 30.1 percent of FSP adults. The difference in terms of unit Sizeis even
more striking--71.7 percent of ABAWDs live in a one-person FSP unit, compared with only 29.4
percent of FSP adults. On average, ABAWD units (those with at |east one ABAWND) are about half
aslarge asthe typical FSP unit (1.3 people compared with 2.5 people).

Of the 639 thousand ABAWDs who file for food stamps for themselves only (i.e., one-person
food stamp units), 388 thousand (60.7 percent) are male (Table 11.3). In contrast, only 41.3 percent
of FSP adults in one-person units are male. Of the 200 thousand ABAWDS in a two-person unit,
160 thousand (80.2 percent) are in aunit containing a member of the opposite sex. FSP adult two-
person units also tend to be male/female units (64.2 percent), though units containing two women
(33.2 percent) are also common.

By definition, ABAWDS range in age from 18 to 49. They are distributed fairly evenly across
this age range, though there appears to be some concentration in the 18-to-20 age group as well as
in the 31-to-45 age group (Table11.2). The average age of an ABAWD is 34.

Compared with FSP adults, ABAWDs are more likely to be African American (46.2 percent
versus 33.9 percent) and less likely to be white (40.7 percent versus 49.0 percent).

The education level of ABAWDs s nearly identicd to that of other FSP adults: about 35 percent
of both groups report having at least a high school degree (Table 11.2). However, because the

education status of many adults in the QC database is unknown, a more meaningful measure of



TABLE I1.2
DEMOGRAPHI C CHARACTERI STI CS OF SELECTED FSP PARTI Cl PANTS
(uni verse excludes PRWORA-ineligible aliens)

I I I I
| Al FSP | FSP Adul ts | Age 18-50, No | ABAVDs
| Participants | | Ki ds |

zZ
c
3
o
=

I

I I I

| Nurmber | |

| (000s) | Percent| (000s) | Percent
I I I

| |
(000s) | Percent| (000s) | Percent
I I

R R N
Number (000S)...................... | 24,720] 100.0 | 11,696] 100.0 | 2,334] 100.0 | 892| 100.0
Male. ... .. | 10, 057| 40.7 | 3, 520| 30.1 | 1, 248 53.5 | 518| 58.1
Female........... ... .. ... ... ..... | 14, 659| 59.3 | 8,176| 69.9 | 1, 086 46.5 | 374| 41.9
Unknown. . ........... ... ... ......... | 4| >0 | >0 | >0 | >0 | >0 | - | -
I I I I I I I I
Age Distribution | | | | | | | |
0-17 years old.................. ... | 12,992] 52.6 | - | - | - | - | - | -
18-20 years old.................... | 978 4.0 | 978| 8.4 | 214 9.2 | 95| 10.7
21-25 years old.................... | 1, 682] 6.8 | 1, 682] 14. 4 | 244 10.4 | 116] 13.0
26-30 years old.................... | 1, 641 6.6 | 1, 641 14.0 | 241 10. 3 | 104| 11.7
31-35 years old.................... | 1, 715] 6.9 | 1, 715] 14.7 | 354| 15.2 | 156 17.5
36-40 years old.................... | 1, 374| 5.6 | 1, 374| 11.7 | 424 18.2 | 163 18.3
41-45 years old............... .. ... | 965 3.9 | 965| 8.2 | 426| 18. 3 | 157| 17.6
46-50 years old.................... | 711] 2.9 | 711] 6.1 | 430| 18.4 | 100] 11.3
51-59 years old.................... | 950 3.8 | 950 8.1 | - | - | - | -
60+ years old...................... | 1, 680 6.8 | 1, 680 14. 4 | - | - | - | -
Unknown. . ............. ... .......... | 33| 0.1 | - | - | - | - | - | -
I I I I I I I I
Unit Size I I I I I I I I
1 PErson. ........ouuiiiiiaiiinnan. | 3, 584| 14.5 | 3, 443| 29.4 | 1, 737| 74.5 | 639| 71.7
Persons. ......... ... .. | 4, 680| 18.9 | 2, 687| 23.0 | 485| 20.8 | 200| 22. 4
3 Persons. ....... . | 5,570| 22.5 | 2, 209| 18.9 | 91| 3.9 | 45| 5.1
4 PersoONS. . ...t | 4,913| 19.9 | 1, 695| 14.5 | 16| 0.7 | 6| 0.7
5 Persons. .........c.iiiiiiii. | 3,112| 12.6 | 931] 8.0 | 2| 0.1 | 1] 0.2
6 PErsons.............coiuuiiiinaon. 1, 538 6.2 | 422| 3.6 | 2| 0.1 | >0 | >0
7 Persons. ......... .. | 715| 2.9 | 179| 1.5 | - | - | - | -
8+ PErsons. ...........c.couiiinann.. | 267| 1.1 | 55| 0.5 | - | - | - | -
Unknown. . ........... ... ... ......... | 341 1.4 | 74| 0.6 | - | - | - | -
I I I I I I I I
Race/ Et hnicity | | | | | | | |
White, Non-Hispanic................ | 10, 439 42.2 | 5, 726| 49.0 | 1, 174] 50.3 | 363| 40.7
African-Anmerican, Non-Hi spanic..... | 8,671 35.1 | 3,961 33.9 | 884 37.9 | 412| 46. 2
Hispanic.......... ... .. ... ......... | 4, 314| 17.5 | 1, 492| 12.8 | 200| 8.6 | 87| 9.8
Asian or Pacific Islander.......... | 552| 2.2 | 215| 1.8 | 25| 1.1 | 7| 0.8
Anerican I ndian or Al askan Native. .| 353 1.4 | 159| 1.4 | 27| 1.1 | 14| 1.5
Unknown. . ........... .. | 391| 1.6 | 143 1.2 | 23| 1.0 | 9| 1.0
I I I I I I I I
Citizenship Status | | | | | | | |
US Ctizen....................... | 23,705| 95.9 | 11, 013] 94.2 | 2, 235] 95.8 | 852 95.5
Per manent Resident Alien........... | 253| 1.0 | 207| 1.8 | 11| 0.5 | 4| 0.4
Oher Alien........................ | 389| 1.6 | 244 2.1 | 28| 1.2 | 13| 1.5
Unknown. . ........... .. | 372| 1.5 | 232| 2.0 | 60| 2.6 | 23| 2.6
I I I I I I I I
Educati on | | | | | |
Zero education..................... | 5, 663 22.9 | 119| 1.0 | 28| 1.2 | 6| 0.7
Gades 1-5...... ... . . . | 3,177| 12.9 | 200| 1.7 | 20| 0.9 | 5| 0.6
Gades 6-8......... .. ... | 1, 840| 7.4 | 614| 5.2 | 103] 4.4 | 38| 4,2
Gades 9-10.......... ... .. .. | 1, 824 7.4 | 1, 128 9.6 | 217| 9.3 | 91| 10. 2
Gade 11......... ... i | 1, 115] 4.5 | 915] 7.8 | 199] 8.5 | 86| 9.7
H gh school graduate or GED........ | 2,996| 12.1 | 2,967| 25.4 | 593| 25.4 | 250| 28.1
Sorme col |l ege, but less than 2 years| 541 2.2 | 531]| 4.5 | 95| 4.1 | 38| 4.3
2-3 years of college, including | | | | | | | |
graduate of 2 year college...... | 324| 1.3 | 323| 2.8 | 65| 2.8 | 22| 2.4
Col | ege graduate or post-graduate | | | | | | |
study. .. | 121] 0.5 | 121] 1.0 | 31| 1.3 | 9| 1.0
Unknown. . ........... .. | 7,119| 28.8 | 4,777| 40.8 | 981 42.0 | 346| 38.8
I I I I I I I I

Source: Fiscal Year 1996 Food Stanp Quality Control sanple
- Data not avail able
>0 Value too small to display.
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TABLEII.3

DISTRIBUTION OF FSP ADULTS AND ABAWDsBY UNIT SIZE AND GENDER

FSP Adults ABAWDs
Percent of  Percent of Percent of Percent of
(000s) Subgroup Adults (000s) Subgroup  ABAWDs

FSP Participantsin One-

Person Units 3,443 100.0 294 639 100.0 71.7
Femae 2,019 58.7 17.3 251 39.3 28.1
Mae 1,423 41.3 12.2 388 60.7 435

FSP Participants in Two-

Person Units 2,687 100.0 23.0 200 100.0 224
Mae/ Female 1,724 64.1 14.7 160 80.2 17.9
Female/ Female 893 332 7.6 32 15.9 3.6
Mae/ Male 71 2.6 0.6 8 3.9 0.9

SOURCE: Fiscal Year 1996 Quality Control Database
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educationd attainment may be derived by computing percentages based on the adults for whom there
areeducation data.® As shown in Table 11.4, when persons with missing data are excluded from the

sample, 57.0 percent of FSP adults and 58.5 percent of ABAWDs have at least a high school degree.

2. Income Sources and Amounts

Compared with FSP adults, ABAWDs are much less likely to have an income, and if they do,
itislikely to be smdler (Tablell.5). Only 27.7 percent of ABAWDSs have any income at al, and the
average monthly income of those who do is $218. The average FSP adult is nearly three times as
likely to have an income (79.8 percent have non-zero income), and the average monthly income of
those who do is $512.

Thisdigparity in income between ABAWDs and FSP adults is apparent in comparisons of both
earned and unearned income; 18.7 percent of FSP adults have earned income ($663 per month on
average), compared with only 7.0 percent of ABAWDs ($148 per month). Similarly, 72.9 percent
of FSP adults have unearned income ($391